program created by the 2014 Farm Bill and administered by USDA's Risk Management Agency ("RMA"), enables farmers to protect against financial ruin after events like these. 57 With a few tweaks, WFRP could become an even stronger safety net against weather extremes and natural disasters, as well as the market and supply-chain disruptions that endanger small, diversified operations. As WFRP expands its reach, it would enable more small, diversified farms to access credit and find the security to invest in expansion. Congress has an opportunity to make needed reforms in WFRP in the upcoming farm bill, and they have a good reason to follow through: as small, diversified farms flourish, they bring economic, social, and environmental benefits that justify the public investment in their financial security.
WFRP has only been available since 2015, and few scholarly papers have considered the role of whole-farm policies in catalyzing small farm viability. 6 Section I of this essay highlights why small, diversified farms deserve public support and how whole-farm revenue policies can fill a need by providing insurance tailored to these farms. Section II provides an overview of the first three years of WFRP. Section III explores four concrete opportunities for Congress to improve upon WFRP through the next farm bill by increasing program awareness and education, aligning incentives for agents to write whole-farm policies, mitigating and reversing conflicts between coverage and 5 Whole Farm Revenue Protection for Diversified Farms, Nat'l Sustainable Agric. Coal., http://sustainableagriculture.net/publications/grassrootsguide/credit-cropinsurance/whole-farm-revenue-protection-for-diversified-farms/ (last visited Apr. 18, 2018).
6
Several studies have examined the potential to replace existing commodity and crop insurance programs with a whole-farm revenue approach. However, these studies are limited to scenarios where producers have significant program base acreage, making whole-farm coverage less advantageous relative to status quo. Area-based whole-farm designs help reduce adverse selection and moral hazard while reducing recordkeeping burdens, but do little to benefit producers for whom product differentiation and crop diversity are key to their marketability. conservation activities, and simplifying program access for small farms. The section ends by outlining how WFRP could be used as a basis for more ambitious public support for small, diversified farms.
I. Support for Small, Diversified Farms
Like most definitions in agriculture, what should qualify as a "small" farm necessarily varies among geographic areas and production systems. USDA's definition of a farm with $350,000 or less in gross annual sales provides enough of a reference point for the purposes of this essay. By this count, the average small farm controls 231 acres.
7 Within this universe of small farms, those that earn between $10-250k in gross sales account for slightly more than one third of all farms in the United States. For the purposes of the WFRP program that is the subject of this essay, diversification is measured by counting the number of distinct commodities a farm producers. To be included, the commodity must account for a percent of total revenue equal to the operations total revenue, divided by the number of commodities grown, divided again by 3. U. six years ago, with almost no prior agricultural experience.
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After three seasons at the incubator, they purchased land where they now grow vegetables, cut flowers, and microgreens.
13 Daniel Dayton runs Old Milburnie Farm, specializing in mushrooms, seasonal vegetables, and pasture-raised pork and poultry on ten acres, where he regularly hosts community dinners.
14 Embedded in these operations, and the many other small, diversified farms throughout the country, are a set of economic, social, and environmental benefits that farm policy, as enacted by the farm bill, should go out of its way to support. For example, small farm size is linked to a stronger middle class, reduced unemployment, greater socioeconomic stability, and higher rates of civic engagement.
15 Small, diversified farms account for 46 percent of all direct-to-consumer sales through farmers markets, roadside stands, or community-supported agriculture ("CSA") programs. 16 In other words, small farms have a disproportionate role in driving local food economies, which shorten the supply chain and put a greater share of each food dollar in the farmers' pockets. 17 This money is often reinvested in local business by way of seed, equipment, livestock, and feed purchases, 18 run "small" farms.
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Small and diversified go hand in hand. Compared to larger operations, small farms are more likely to implement environmentally sustainable agronomic systems 23 and maintain diversified production that promotes biodiversity.
24 At the Elma C. Lomax Incubator Farm in Concord, NC, we train small farmers how to rotate multiple plant varieties and choose diseaseresistant cultivars; incorporate cover crops in field management and minimize synthetic inputs; use season extension techniques and high tunnels; and diversify revenue streams with niche specialty crops, among many other things. These practices add to biodiversity, soil health, ecosystem stability, and a farmer's capacity to adapt to unexpected weather and changes in consumer demand, which in turn, improve resilience and mitigate risk.
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Diversified farms are more resilient farms, economically and ecologically. 26 The Role of Insurance For all their benefits, the characteristics of small, diversified farms that make them reliable producers of public goods also make them difficult to insure through traditional yield or revenue policies. Commodity-specific policies do not effectively serve the needs of operations growing many different crops.
27 A diversified farmer would need to insure each crop separately-a headache on its own-and would not capture the benefit of mitigating risk through diversification.
28 Many small, diversified farms, like those profiled above, sell into multiple markets at different price points. 29 For them, traditional insurance cannot effectively manage either yield or price risk.
Yet small, diversified farms need insurance. Because small farms operate on even tighter margins than the industry as a whole, moderate to severe losses can cause a farmer to default on her operating loans or mortgage, fail to cover personal expenses, or ultimately file for bankruptcy.
30 This creates a double bind for small farms. Many banks require proof of insurance before approving a loan, 31 impossible to access without scale. Perhaps the greatest promise of an insurance product for small, diversified farms is that it expands access to credit, thereby increasing solvency and opening credit lines for further investment. Enter WFRP.
II. Whole Farm Revenue Protection
32 Congress specified that the whole farm program include both a diversification incentive 33 and marketreadiness provision.
34 When policies were first made available for 2015, Secretary of Agriculture Vilsack touted that WFRP "gives farmers more flexibility, promotes crop diversity, and helps support the production of healthy fruits and vegetables."
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To achieve this broader access, WFRP provides coverage for many types of farm operations that other federal insurance programs ignore. In so doing, it provides a template that future farm bills can build upon. The current iteration of WFRP already improves upon previous whole farm revenue programs, Adjusted Gross Revenue ("AGR") and AGR-Lite, which had been around since the late 1990s. 36 Researchers credit the underutilization of AGR and AGR-Lite to its limited geographical availability, program complexity and, above all, insufficient coverage rates that protected a maximum of 80 percent of expected revenues. 38 The marketreadiness provision covers some of the labor-intensive postproduction expenses-e.g., packing, packaging, washing, and labeling-necessary to bring crops out of the field. 39 Finally, WFRP increases the premium subsidy up to 80 percent. 
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Program participation more than doubled over the following two years and in 2017, insured revenue reached almost $3 billion.
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Over its first two years, the loss ratio fell by half compared to AGR policies, meaning that WFRP comes much closer to RMA's mandate to provide insurance at rates that are actuarially sound.
44
Early Administrative Refinements As WFRP entered its second crop year in 2016, RMA updated the policy in an effort to improve access and coverage. 45 First, RMA made WFRP universally available.
46 AGR and AGRLite used a checkerboard approach that excluded large swathes of the Midwest, South, and Plains, and in its first year WFRP excluded five states and some counties in states where policies were available. 47 WFRP is now available in every state and every county. 48 Second, RMA took a first step toward increasing access for beginning farmers by modestly adjusting production history requirements that excluded farmers who could not produce such histories because they began farming recently. 49 The program also enrolls new farmers who take over 90 percent of an existing operation, 50 which recognizes the importance of supporting producers during the growing wave of intergenerational farm transitions. Finally, beginning farmers and ranchers receive an automatic 10 percent increase in premium subsidy levels.
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III. Farm Bill Opportunities
Despite impressive growth to date WFRP remains broadly underutilized. 52 The remainder of this essay proposes farm bill reforms that would improve WFRP to meet the needs of small, diversified operations. Targeting this tranche of farms, WFRP could easily surpass the benchmarks set in its first years. In turn, expanding WFRP participation would strengthen the risk pool, help achieve and maintain actuarial soundness, and manifest trust among farmers and insurance providers that the program is here to stay. Growth in program participation, we believe, is the best long-term solution to overcome institutional barriers. Once agents and underwriters see WFRP as a permanent program, a virtuous cycle of investment in agent training and specialized software will attract still broader participation.
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First, however, Congress should demonstrate its support through reforms to WFRP that increase program awareness, encourage agents to write whole-farm policies, mitigate and reverse conflicts between coverage and conservation activities, and simplify program access for small farms.
Immediate Opportunity: Expand and improve WFRP education and outreach.
Farmers and their advisers lack awareness and information on WFRP, contributing to its broad underutilization.
54 Risk management education is nothing new, and Congress has established and funded efforts to provide education on risk management strategies generally, and crop insurance specifically, through the National Institute of Food and Agriculture's Risk Management Education ("RME") program 55 and RMA's Risk Management Education Partnerships ("RME") and Risk Management Education in Targeted States ("RMETS") programs.
56
Each program makes grants to both public and private entities that provide education and outreach on risk management, including several recent projects that specifically target WFRP. 57 However, in 2016 their combined budgets totaled only $13.7 million. The next farm bill provides an opportunity for Congress to increas its investment in risk management education through these existing programs, and to direct that NIFA and RMA should prioritize projects that focus on whole farm risk management strategies. Beyond increased funding, Congress should ensure that there is adequate reporting and evaluation built into each funded project so that the most successful educational materials and outreach strategies can be identified and replicated in future years.
Immediate Opportunity: Create a simplified policy for small farms.
Farmer advocates identify the complexity and number of WFRP documentation requirements as a significant barrier preventing broader participation.
58 Documentation includes: extensive revenue history forms to write the policy, three interim reports submitted during the growing season, and a variety of worksheets.
59 For small farms, this additional recordkeeping can consume more time than the benefit of carrying insurance. There is recent precedent for such a move in the Microloan program. Introduced in 2013, and expanded in the 2014 Farm Bill, 61 the Microloan Program streamlines the application process required for larger loan programs. 62 For example, farmers may demonstrate farming experience and production history using more flexible means. 63 The next farm bill should include a similar mandate that RMA develop a WFRP policy for small farms. Congressman Rick Nolan (D-MN) recently introduced a marker bill that would create a streamlined WFRP policy for farms insuring under $1 million in annual revenue. 64 Immediate Opportunity: Remove barriers and incentivize adoption of resource-conserving practices.
A farmer's coverage should not be threatened by the use of resource-conserving agronomic practices, which inherently lower on-farm risks especially over time. In order to meet the terms of their insurance contract, farmers must follow "good farming practices." Because these practices include, inter alia, strict planting and harvest deadlines, they can retard or even prevent adoption of conservation practices like cover cropping. 65 The insurance companies bid for agents' books of business, and each insurance company receives revenue from underwriting gains and administrative and operating ("A&O") subsidies in relation to the value of the policies assigned. 71 Thus, agent compensation ultimately depends on the value of the policies they write.
Due to their complexity, it takes more time to write WFRP policies than other crop insurance policies, creating opportunity costs for agents who could be writing simpler policies with higher values. 72 As a result, agents are less likely to seek out or create opportunities to sell them. 73 Congress should correct this prejudice against WFRP by requiring RMA to develop alternative compensation schemes for agents who write whole-farm policies, for example by setting a flat commission per policy or by paying agents based on the time spent writing the policy.
A Vision for WFRP
As we consider immediate reforms, it is worth sparing a moment to consider what a farm bill could do with a program like WFRP if it were truly dedicated to the long-term success of small, diversified farms. We envision a program that is altogether removed from RMA and the private crop insurance companies it uses to deliver its products. The characteristics that make small, diversified farms unique, resilient, and valuable public assetscommitment to environmental stewardship and biodiversity, reliance on local economies and food systems, a young and diverse workforce-are the same traits that cause these farms to be unintelligible or simply ignored by traditional credit agencies and crop insurance companies. The government pays an enormous price to outsource crop insurance program delivery, while the insurance industry captures about one third of total federal crop insurance outlays. 74 Yet this expense has failed to buy adequate delivery for small farms. As we note above, private actors lack robust incentives to service small farms with complex operations. A "public option," administered and delivered through FSA, addresses all the issues we have identified and many others.
FSA is a logical choice for a revenue guarantee program for small farms. FSA already serves small farms through points of contact that include microloans, the Non-Insured Crop Disaster Assistance ("NAP"), and outreach through efforts like the "Bridges to Opportunity" program. 75 There are over 2,100 FSA offices nationwide including in nearly every rural county, 76 and farmers are connected to FSA from the time they first acquire a farm number at their local FSA office. A whole-farm program administered by FSA disentangles farmers' needs from insurance agent incentives, strengthens working relationships between farmers and FSA, and it puts FSA into a position of insuring the livelihoods of those who are willing to sustain rural communities while investing in local soil and water quality through conservation practices. For small farmers, FSA could be more than the "Lender of Last Resort," but the "Insurer of First Opportunity."
Conclusion
Our farmers are aging and we need a new generation that not only takes their place, but that is ready to meet the public's demand for nutritious and local foods grown in healthy soil. We need a farm bill that updates the social contract between farmer and eater, and that embraces the opportunities that small, diversified farms offer to farmers and their communities. When we invest in small, diversified farms, we invest in the promise 74 Joseph W. Glauber, Taxpayers for Common Sense, Crop Insurance and Private Sector Delivery: Reassessing the Public-Private Partnership 1 (2016), http://www.taxpayer.net/images/uploads/downloads/Crop_Insurance_and_Private_ Sector_Delivery_1.pdf.
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USDA's Farm Service Agency Expands Bridges to Opportunity Nationwide, U.S. Dep't of Agric., Farm Serv. Agency (Jan. 11, 2017), https://www.fsa.usda.gov/newsroom/news-releases/2017/nr_20170111_rel_0006. 76 Id. of jobs that cannot be exported, stewardship of local natural resources, revitalization of rural communities and shortening the distance food travels. The next farm bill, and the ones that follow in the years to come, have an opportunity to improve and build on the Whole Farm Revenue Protection program so that it becomes a pillar of small farms throughout the country.
